Civil service reform is designed in part to affect the behaviour of government employees, and China's reforms were no exception. Dating from the 1980s and given a boost in 1993 with the promulgation of new regulations and in 2006 with the Civil Service Law, 1 China's reforms introduced more competition, additional monitoring and performance-based rewards. The reforms were based on a logic that over-simplified the relationship between superiors and subordinates and left in place elements of an organization culture that condones illegal behaviour such as corruption.
The scholarly literature on China's civil service reforms has focused on description and analysis of changes to specific civil service regulations and norms, such as retirement, and to the processes of selection, appointment, training and dismissal. 2 Scholars have also sought to analyse the socioeconomic factors that account poorest of the three places (annual per capita GDP 39,341 yuan in 2006) while Ningbo (population 2.2 million) in the south is the richest (annual per capita GDP 74,458 yuan in 2006). 10 In 2007 Haidian's (population 2 million) annual per capita GDP was 64,988 yuan. 11 The structure of their economies also varies. The tertiary sector is most developed in Beijing where it contributes about 71 per cent of GDP compared to 42 per cent and 40 per cent for Changchun and Ningbo respectively. Primary industry contributes most to Changchun (9 per cent of GDP) compared to 5 per cent in Ningbo and 1.25 per cent in Beijing. 12 We make no claim that the experience of our field sites is representative of the country as a whole. We chose them because we wanted to examine the impact of civil service reform in several urban contexts, but also because we had access to them. We find variation in the implementation of civil service reform in our field sites and speculate that the variation may be explained by proximity to power, level of economic development and historical circumstance.
In 2000-01 we interviewed a total of 90 officials in education and environmental protection bureaus and a selection of their clients (such as school principals for education policy and factory managers for environmental protection policy) in each place. We followed up with a second round of interviews of 52 officials in Haidian and Changchun in 2004. The interviews were designed to elicit perceptions of how well the bureaus were performing and to identify those factors (including civil service reform) that contributed to their performance. 13 The interviewees who were civil servants were employed at district level in Haidian and at city level in the two cities. Our focus on education bureaus and environmental protection bureaus rather than town and township officials in our field sites may have biased the results even more towards urban concerns. Nevertheless, given the importance of cities and the trend towards increasing urbanization in China, the picture we present of the impact of the reforms, though quite limited, is still significant.
The Political Context of Civil Service Personnel Decisions
Civil service management in China is embedded in a system of one-party rule where the Chinese Communist Party (CCP) plays the leading role. Authorities have enshrined the long-standing principle that "the Party manages cadres" (dang guan ganbu 党管干部), including civil servants, in the law. According to the Civil Service Law, in effect from 2006, China's civil service system 16 Although nominally belonging to separate organizations, the Party and government for the most part operate in step on civil service management implementation matters. Conflicts occur, of course, but their locus is mostly within the Party (central-local tensions, conflicts among factions and so forth) 17 rather than between "the Party" as an organization and "the government." Civil service personnel decisions for non-leading positions in the civil service, including selection, appraisal and so forth (discussed below) are managed and approved by the Party core group within the relevant bureau under the supervision of the organization department at the same level. Leading positions are managed according to nomenklatura authority. 18 Beginning in 1993 the CCP extended the "civil service system" of personnel management to many other organizations including the CCP itself and organizations on the Central Committee-controlled nomenklatura, such as mass organizations, the legislature, the Chinese People's Political Consultative Conference and the democratic parties. 19 The system was extended to the CCP in 1993, the Youth League, the Women's Federation, the Song Qingling Foundation, the NPC Standing Committee bureaucracy, the CPPCC National Committee bureaucracy, the All-China Federation of Trade Unions, the Science and Technology Association, and the Returned-Overseas Chinese Federation in 1994, the Association of Taiwan Compatriots, the Huangpu Military Academy Alumni Association, the eight democratic parties and the All China mainland judges indicate that the judiciary and the procuratorate are also managed according to the civil service system. 20 According to the Civil Service Law, Party membership is not a general requirement for becoming a civil servant. 21 Nevertheless, the OD has determined that some civil service posts may be held only by Party members. The effect of this requirement is quite restrictive, especially for central-level posts. 22 In recent years lists of positions and their requirements (indicating which posts are restricted to Party members) have been published on the government's website. In 2004 posts reserved for CCP members (38 per cent of a total of 1,041 vacancies on one list) tended to be in politically sensitive departments (most Central Committee departments, 23 the State Council General Office, Ministry of Education, Ministry of Science and Technology, National Defence, National Minorities, Public Security, Family Planning, Securities Regulatory Commission, and the Stateowned Assets Supervision and Administration Commission) or in sensitive bureaus of ministries (the general office, policy and regulation, planning, personnel, education, social security, and public security). 24 All civil service posts in the Ministry of Personnel were reserved for Party members, as were civil servants recruited into the personnel departments of all government agencies. 25 The Party is spread more thinly at local levels. Even so, a locally focused list published online in 2009 reaffirms that sensitive positions in most civil servant-employing agencies are limited to Party members, including positions in personnel management, confidential document handling, investigations handling, Party work and sometimes financial administration. 26 There appears to be a footnote continued
Federation of Industry and Commerce in 1995, the All-China Federation of Literature and Art Circles, the All-China Writers' Association, the All-China Journalists' Association, the All-China Staff and Workers Political Thought Work Research Association, the service units (shiye danwei) of all local Party committees, the All-China Legal Studies Association, the All-China Association for Friendship with Peoples Overseas, the All-China Foreign Affairs Studies Association, the All-China International Trade Promotion Association, and the All-China Red Cross in 1996, and the All-China Disabled People's Federation, in 1997. good deal of variation, however. In some local customs bureaus few additional posts were reserved for Party members, while in Xiamen and Guangzhou virtually all the same posts were for CCP members only. Among local entry and exit quality inspection and supervision bureaus, only the Tianjin bureau required CCP membership for every available post. Shanghai and Guangzhou (and nearly all other local bureaus) made no such demand for the same job titles. We speculate that nearness to political power in the case of the entry and exit quality inspection and supervision bureaus was important (Tianjin is the closest port to Beijing), while a record of gross misbehaviour in the Xiamen and Guangzhou customs authorities may explain the more restrictive requirements there. Other variations are more difficult to explain. For example, out of 2,792 jobs available in "state" tax offices in various localities, only a handful required CCP membership. The same job title in one province required CCP membership but in another province did not. The effect of requiring Party membership for these jobs is, however, to restrict competition.
Our discussion of civil service reform should be seen within this context of tight Party control, restricted access and limited competition. We turn now to a discussion of selected reform policies and their impact on civil servants' behaviour.
Civil Service Reform Policy and Implementation
China's civil service reforms have been piecemeal and have resulted in new policies being laid over the existing Party-controlled cadre system, which was characterized by central planning, allocation of graduates to jobs through government-determined manpower plans, non-institutionalized performance appraisal and position-based pay. 27 The system centrally managed all whitecollar workers across the economy using uniform policies, which created various inefficiencies and failed to provide motivation. China's civil service reforms were designed to improve the performance of government-employed administrators, managers and professionals.
Civil servants serve multiple principals, including their immediate superiors, local government, central government and the public. This discussion is organized around two particularly intractable problems for managers: hidden information problems (candidates for positions seek to hide information about their true intentions and/or abilities from their potential employers) and hidden action problems (civil servants seek to hide information about their performance from their superiors [immediate, local government and central government] and/or from the public). We discuss several types of reform policies on selection (a oneoff transitional selection in which cadres entered the new civil service, entry-level selection, selection on promotion), monitoring and supervision, performance appraisal, and performance-based rewards. A comprehensive discussion of civil service reform policies is beyond the scope of this article. 28 We seek only to illustrate key strategies that the CCP has used to address these problems and their impact on the behaviour of civil servants.
The Hidden Information Problem
Reform policies have focused on attempts to discover more information about candidates' abilities, aptitudes and intentions, information which utility maximizing candidates might seek to hide from an employer. 29 The reforms included two types of screening to reveal more information: a one-off exercise designed to screen out shirkers during the transition to the new civil service system, and regular screening associated with entry-level and promotion selection exercises.
In the mid to late 1990s a one-off exercise was carried out throughout the country to reveal under-performers. The government required current position holders to sit examinations to transfer to the new civil service within the first three years of the new arrangements. By September 1997, the expected completion date for establishing the new system, all provincial-level governments had reportedly complied, but only 85.4 per cent of prefecture-level governments, 55.4 per cent of county level governments and "some" town and township governments had completed the task. 30 Data from our field sites indicate that many localities probably failed to screen out under-performers. In Beijing's Haidian district, for example, only 0.3 per cent of officials failed to be transferred to the new competitive service (see Table 1 ). In Ningbo city, apparently somewhat more discriminating, 97.6 per cent of 19,029 officials were screened in to the new service. 31 Although authorities provided for a one-time only exercise, they probably failed to identify many underperformers. We suggest that informal norms that called on supervisors to take care of the welfare of co-workers undermined the reform. The decision to leave the screening method to the discretion of local governments 32 supervisors to maintain social harmony at the expense of efficiency in the work place.
The timing of the one-off exercise also varied. Haidian, designated a "trial point" (shidian 试点) in civil service reform in 1992, completed all transition work by December 1996. 33 The two cities started later (Changchun in November 1994 and Ningbo in July 1995) and not surprisingly completed later (Changchun in 1996, except for the police, and Ningbo in December 1998). 34 Given Haidian's proximity to power we expected earlier compliance, even though its rank (prefecture-level) is below the rank of the other field sites. Implementation of civil service reform is usually a top-down exercise.
Officials set up an annual nationwide civil service entry-level selection system for undergraduates, postgraduates and "members of society." According to the process, candidates apply for a specific post (posts are now listed individually online). The employing agency checks that candidates have met the minimum requirements -such as age, educational level, gender in some cases, Party or youth league membership -and then sends those who qualify approval to sit the exam. The next stage involves more in-depth investigation of successful candidates, including interviews and perhaps specialist exams. The entire process is managed by the Party core group of the employing agency, implemented by the employing agency's personnel unit and overseen by the CCP organization department at that level. By 2009 more than 775,000 people were competing for some 13,500 centrally managed jobs, an indication of the competitive nature of the formal civil service selection process (see Table 2 ). Not surprisingly given the competition, authorities have uncovered cases of abuse (for example, officially over 1,000 cases of exam cheating in 2008 alone). 35 They have increased the scope of competition somewhat by removing barriers such as the requirement for an urban residency permit (chengshi hukou 城市户口) for some posts.
In our fieldwork Haidian began recruiting openly among undergraduates and in society generally in May 1993, several years before the existing staff in the Haidian government had completed the transition to the new system. Ningbo and Changchun both began recruiting openly in 1996. Again, Haidian's proximity to power may explain the early start.
Civil service reforms also included the introduction of more competitive promotion exercises to encourage hard work and to provide further information to employers about a candidate's aptitude for higher-level responsibilities. 36 The formal process could include examinations, peer evaluations and audits. At the central level, some ministries put candidates for promotion through intensive evaluation. In 2004, for example, to fill four bureau chief positions, the Ministry of Personnel first advertised the vacancies internally. About 100 people applied, of whom 60 were found to be qualified. They then sat an English-language examination. Based on the results of the examination and an evaluation of their performance, 31 were short-listed. The candidates visited a township within Beijing municipality and studied an exhibit that detailed the development of the township. They then wrote a paper analysing the township's development. Twelve candidates passed this stage and were interviewed by the Minister and several vice-ministers. In the interview, candidates were given a problem and 30 minutes to prepare to answer questions on how to handle it. The Party core group then selected four for promotion from among the eight who passed this stage. 37 All candidates in this case were Party members in a process managed by the Party core group. Although such practices are probably most common at the central level, some kind of competitive promotion exercises have also been used by local governments. 38 Authorities also carry out "peer evaluations" (minzhu pingyi 民主评议) and audits of previous performance to narrow the field in promotion exercises. 39 We speculate that use of peer evaluations has undermined supervisory use of punishments, including dismissals, to control subordinate behaviour: from 1996 to 2003 authorities nationwide dismissed only about 2,000 civil servants each year. 40 Because supervisors must go through peer evaluation in preparation for promotion, their subordinates become stakeholders. As a result, supervisors avoided using punishments for fear that their subordinates would renege during the peer evaluation. This may explain why institutionalized punishment practices have not constituted a real deterrent for subordinates since the government adopted peer evaluations.
China's reforms have been undermined from at least two sources. First, authorities demanded that local governments implement other policies that have negated or lessened the impact of the reforms. Beginning in 1998, for example, personnel authorities carried out a nationwide downsizing exercise that effectively prohibited many local governments from hiring recruits through the new competitive process. Our data show that education bureaus were affected by this campaign, which precluded them from recruiting new staff for much of the period reviewed here. 41 Moreover, throughout the period central authorities required local governments to provide employment for demobilized soldiers who became civil servants without going through a competitive selection process. From 1998 to 2001 Haidian district government only recruited 24 new civil servants through the competitive system, but employed at least 215 demobilized (Table 3) . From 1997 to 1999 Ningbo absorbed 1,273 demobilized soldiers into city, county and township government, who then made up about 6.9 per cent of Ningbo's civil service. 42 Downsizing and accommodating demobilized soldiers stalled the implementation of a key civil service reform initiative.
An additional problem was the use by local governments of informal screening criteria to select civil servants, such as the ability to pay. Relatively large numbers of official positions, mostly at district and county levels, have been filled through corruption. 43 In the late 1990s, officials sold scores of government jobs in Wenzhou 温州 city, Zhejiang, Pizhou 邳州 county, Jiangsu, Beihai 北海 city, Guangxi, Huaibei 淮北 city, Anhui, Tieling 铁岭 city, Liaoning, Guangfeng 广丰 county, Jiangxi, and in Heilongjiang province. 44 Even central and provincial-level leaders sold government posts. They included former National People's Congress vice-chairman Cheng Kejie 成克杰, executed in 2000 for corruption. 45 In June 2004 the former head of the Jiangsu provincial CCP Organization Department was dismissed for soliciting 100 million yuan in bribes from lower-ranking officials seeking promotion. 46 Given the centralized nature of personnel decision making in China and that so senior an official in such a sensitive post was able to sell government posts for many years, it is likely that the practice was widespread throughout Jiangsu province. 47 In these cases corrupt superiors sought not only to enrich themselves but also to recruit new subordinates into their corrupt enterprises. Sun Yan suggests that the sale of government posts was particularly prevalent in poor areas where alternative income sources were scarce. 48 This may have characterized the 1990s, but more recent data indicate that opportunity may also play a significant role. 49 We have identified certain functions the carrying out of which may have provided civil servants with opportunities to collect rents from the public, and thus to recoup the sums they paid for their position. We classify these as "wet" functions (Table 4) . Civil servants know that in these positions they will be able to obtain a return on their investment in purchasing an office, the price of which we speculate varies depending on the income-earning power of the position, bid up perhaps by the increasing competition of the civil service reforms. 50 Press reports indicate that a junior position in a city-level planning and resource bureau in Liaoning province in 2005 cost from 30,000 to 50,000 yuan. 51 As Sun points out, if top leaders sell posts, as we speculate they do in "wet" agencies, they may use the more rigorous selection policies to obtain information on the willingness of candidates to engage in corrupt practices. In this kind of environment a more competitive civil service may actually drive the price of posts up, making corruption even worse.
The cumulative impact of these practices has meant that significant numbers continue to enter the civil service through non-competitive means. 52 
The Hidden Action Problem
Reformers have also sought to improve civil servants' performance through tighter monitoring and supervision, and attempting to align the incentive systems of superiors and subordinates in the pursuit of official policies. 53 We argue that efforts to impose tighter discipline and control on civil servants have been relatively ineffective.
Civil service reform has focused on strengthening monitoring mechanisms. Such mechanisms include surveillance such as the "supervisor responsibility system" (shouzhang fuzezhi 首长负责制) and systems of reporting on the fulfilment (or not) of targets set for local government that cover a wide array of activities. 54 Monitoring systems also focus on individual performance. China's reforms have been characterized by formal improvements in these areas. As shown above, however, effective institutions to control the sale of government posts are apparently weak. The widespread and endemic nature of corruption in China is an indication of the weakness of the civil service reforms monitoring and supervisory system. 55 In the notorious Xiamen smuggling case, 56 civil servants colluded with a corrupt businessman Lai Changxing 赖昌星 to defraud the public. Involved in this case were 360 Party and government officials, two at ministerial level, 26 at bureau level and 86 at division level. 57 This extensive network of officials (mainly from the customs, public security, state security, local commodity inspection bureau and port administration, and some even from the military) took bribes from the smuggling group in exchange for approval and protection of the smuggling companies to get their goods into the country. The Xiamen scandal shows that corruption networks have been able to take over government agencies completely. Lai was known as "the underground director" of the Xiamen customs bureau, and his approval was necessary before promoting, removing or transferring officials within the customs office. Other smugglers even paid Lai a "customs inspection fee" so that their goods would not be detained by Xiamen customs or border control officials. 58 Officials in our field sites were also corrupt. In 1999, the former Party secretary of Ningbo city, Xu Yunhong 许运鸿, was convicted of colluding with criminals and diverting public money for personal use. 59 In 2004, Changchun authorities punished 1,250 officials for corruption. Of these, 52 were at or above division level: one at bureau level, five at deputy bureau level and 46 at division level. Fifty-four of the 1,250 received prison sentences and others had their administrative rank and Party membership removed. 60 In 2007 Haidian district head, Zhou Liangluo 周良洛, was arrested for participating in illegal real estate deals. 61 In this regard the experience of officials in our field sites was apparently not atypical.
Given the low probability of being prosecuted (from 1993 to 1998 fewer than half of the corruption cases being investigated led to criminal charges being filed and only 6.6 per cent of these led to officials being sentenced 62 ), engaging in corrupt practices appears to have been a fairly low-risk activity. Rational actors, observing that their peers were enriching themselves with relative impunity, would therefore be encouraged to do the same. In agencies where "wet" functions predominate we speculate that new inductees learned through imitation that corruption was acceptable behaviour. Informal norms that condoned corrupt behaviour perpetuated such behaviour. The reforms have clearly failed to put in place effective monitoring and sanctioning mechanisms.
Monitoring and sanctioning mechanisms may be less necessary where incentives are aligned between supervisors and subordinates in pursuit of official policy goals. 63 We argue that for a variety of reasons the formal system of performancebased rewards introduced in the reforms was relatively ineffective at this kind of incentive alignment. Paradoxically, corruption opportunities have encouraged a perverse incentive alignment that allowed networks of superiors and subordinates to pursue their own private goals at the expense of the public.
Performance-based rewards can provide a key incentive for employees to work hard. 64 Authorities have attempted to implement performance-based rewards at both the organization and individual levels. In Changchun in 2001, for example, city officials launched an annual exercise to rank all government bureaus according to various performance criteria. 65 Bureau leaders understood that being ranked a "good" performer was beneficial to the bureau as a whole and to their own careers. Changchun education bureau leaders signed performance contracts with all administrative staff, promising a bonus to each staff member if the bureau could be among the top five in the city-wide competition. Targets were specified in the contracts and contracting parties were held personally responsible for achieving them. In 2003 the education bureau ranked third and its staff all received a bonus of 1,800 yuan. During interviews, officials revealed that they believed that rewards would follow their conscious efforts to work. It appears that in this case credible leadership encouraged civil servants to work hard.
Under the cadre system individual performance was formally assessed using politically oriented criteria, not work achievements. The reforms sought to refocus the evaluations on work performance. 66 Although the regulations seem rational, we have found that the performance appraisals have been conducted in a highly pro forma manner. For example, civil service regulations permitted no more than 15 per cent of civil servants to be rated as "outstanding," a norm followed rigorously in our field sites. 67 In practice the classification of individual performance has turned the official four-grade system into a de facto two-grade classification, with over 99 per cent of civil servants being rated "outstanding" and "competent" and thus receiving a bonus and pay rise. Given that most civil servants work in local government with limited opportunities for rewarding good performance, this may be rational supervisory behaviour.
Officially, two consecutive "incompetent" ratings should lead to dismissal. 68 Because the consequences are so severe, few civil servants receive unfavourable performance ratings and less than 0.3 per cent nationwide were actually rated "incompetent." 69 Our fieldwork confirms that dismissals for those with poor ratings were rare. In Haidian if a civil servant was judged to be "basically competent" at an annual performance appraisal, he received 50 per cent of the original annual bonus. Those ranked as "incompetent" went through a probation period of from six to 12 months and received no bonus. From 1994 to 1998, in Haidian district government 34 people were ranked as "basically competent" and 24 as "incompetent" in annual appraisals. Only one person was dismissed as a result of failing the appraisal. Up to October 1998, no individual lodged an appeal regarding these results. 70 In 1997 and 1998 in Ningbo only about 0.1 per cent of civil servants (numbering 28 and 39 individuals respectively) were assessed as "incompetent" in various city government bureaus. 71 At the outset of reform in Changchun considerably more civil servants were evaluated as "incompetent" (0.4 per cent in 1995) than in either Haidian or Ningbo. Unusually, the Party in Changchun issued special regulations to punish poor performers that resulted in dozens of officials being dismissed in 1998 and 1999. 72 We speculate that poorer Changchun, faced with very real downsizing targets and unable to transfer officials to other posts, used the appraisals to identify under-performers for dismissal and achieved a more efficient outcome, more in line with civil service reform objectives, than did either Haidian or Ningbo. Subsequently in Changchun the percentage rated "incompetent" fell to 0.14 per cent in both 2000 and 2001, closer to the norm. 73 We find that the individual performance evaluation system introduced by the reforms as it has come to be practised has been relatively undiscriminating.
Structural constraints have impeded the attempts to align the incentives of supervisors and subordinates formally in the pursuit of official policy goals. levels where promotion opportunities are very few. 74 The typical career ladder in a county, for example, where most officials could expect to spend their entire career, includes only five ranks (section member, deputy section head, section head, deputy county head and county head), far too few to provide motivation. Second, although there may be between ten and 14 pay steps for each rank, base pay differentials are very small, amounting to only a few tens of yuan per month. 75 The formal career ladder in the local civil service is extremely compressed and base pay differentials very egalitarian, 76 which gives supervisors little official leverage to reward performance Given the structural problems (limited promotion opportunities) and the undiscriminating evaluation system, it will come as no surprise that implementing the formal performance-based reward system has had little impact. In our fieldwork we also found that although pay levels had increased overall (in line with official policy) civil servants did not perceive that pay was linked to performance (see Table 5 ). For example, 65 per cent of officials in environmental protection thought that pay was not linked to performance. The perception of a lack of a link was weaker in education, but still strong. Generally, officials in Changchun perceived less of a link between pay and performance than did those in Haidian. We speculate that the reform's official performance-based reward system has been undermined by the compressed structure of the local civil service and by an informal norm of egalitarianism. Supervisors empathize with their subordinates and value good co-worker relations. This is also the case if supervisors are colluding with them to carry out corrupt activities. We have indentified various "wet" functions that because of institutional failure encourage candidates to purchase offices in the knowledge that they will be able to recoup their investment when in office. We conclude, then, that the informal perverse system of aligning incentives in pursuit of private goals may have succeeded where the formal civil service reforms have not.
Discussion
Civil service reform policy required that newly hired civil servants be university graduates. In the 1980s and 1990s the educational profile of the civil service improved dramatically. 77 Our fieldwork data are consistent with this trend. During 1991-2000 in Haidian, characterized by an overall decline in the number of authorized posts (except for 1996-98), the number of civil servants with high school qualifications declined, while the number of university graduates increased (Figure 1 ). During the same time the number of community college graduates pulled ahead of those with only high school credentials.
Similar trends are also clear in individual bureaus in our field sites. As Figure 2 shows, the number of staff with higher education (university degree) in the Ningbo education bureau increased from 50.7 per cent to 83.5 per cent from 1991 to 2000. The largest jump in the number of university graduates employed occurred from 1995 to 1996, before the civil service system's more competitive hiring policies were formally implemented in Ningbo. As downsizing hit from 1998 onwards, the relative percentage of university graduates continued to grow. Data in both Figures 1 and 2 illustrate in stark terms the constraints the downsizing policy had on local government attempts to implement civil service reform.
As a result of more competitive selection processes employers now have additional information about candidates for jobs. These gains have been offset, however, by the weak monitoring and sanctioning system that has allowed the explosive growth of corruption and in particular the practice of selling government posts. Structural factors and the operation of the formal reward and promotion system provide supervisors, especially at local level, with few legitimate levers for motivating subordinates. If performance-based rewards are not available officially, an alternative is promotion. 78 As we have seen, especially at the local level promotion opportunities are severely restricted, which means that this lever is also not very effective. These structural factors and the ineffectiveness of the official performance-based system make the lure of corrupt opportunities to align incentives all the more appealing. In our fieldwork interviewees perceived that performance in the bureaus was improving, which may mean that subordinates were increasingly hard working (Table 6 ). Our interviewees thought that civil service reform was less important for explaining bureau performance (the extent to which civil servants were hard working) than were other factors, especially leadership and financial resources. 79 As shown above, credible leadership played a role in the implementation of an incentive aligning strategy in Changchun. These results are consistent with our argument that the impact of civil service reform per se on civil service behaviour has been modest.
The impact of reform has varied among our fieldwork sites. It is likely that given its proximity to power, Haidian felt confident about screening more of its cadres into the new civil service and it implemented the reforms earlier than did the others. Haidian, as a pilot within Beijing, opened up civil service posts to competition the earliest, followed by Ningbo and then Changchun. Differences in economic development may account for variation in the relative size and composition of various civil service agencies. Poorer Changchun appears to have been under-resourced compared to the other two places in our study which may have affected its capacity to implement civil service reform, and affected civil service staffing levels compared to population size in education and environmental protection. Nevertheless, Changchun used individual appraisals more effectively to rid the government of under-performers, especially in the early days of reform, perhaps because it had no option but to terminate their employment to meet downsizing targets. The impact of the reforms in our fieldwork sites was also undermined by other policies being implemented at the time, such as downsizing and policies that required local governments to employ demobilized soldiers, and by widespread informal practices such as corruption. Education bureaus in our field sites which were relatively over-staffed at the start of the reforms (historical circumstance) were less able to benefit from more competitive hiring than were more recently set up environmental protection bureaus.
Conclusion
These very preliminary results serve as a useful reminder that implementing a complex policy, such as civil service reform, across a vast country like China is unlikely to be a uniform or problem-free exercise. The policy by its very design sought only limited increases in competition and failed to address organization cultures that condone illegal behaviour such as corruption. In March-April 2004, we carried out another round of in-depth interviews with officials in the bureaus of environmental protection and education in Beijing's Haidian and Changchun. The interviews were designed to elicit evaluations on local implementation of civil service reform. We conducted 22 interviews (11 in environmental protection and 11 in education) in Haidian and 30 interviews (15 in each bureau) in Changchun. 
